ABSTRACT
following activities: forest inventory, forest rehabilitation, forest protection, permit to utilize the forest area, collection of non-timber forest products that are not protected nor included in the CITES' appendix, nor in the use of environmental services at district-level.
Political framework of decentralization of policy for mulation in natural resource management and environment (including management of protected forest), is still based on administrative approach and not yet based on 1 ecosystem approach . The existing mistake of local governance lies in the absence of a comprehensive management based on managing natural resources. The management of natural resources use political perspective, so that political interests strongly influence the decision making process. Consequently, in many regions natural resources are exploited extensively and managed in an unsustainable way.
Deforestation in protected forest continues even a decade after the implementation of the decentralization policy in forestry. Policy failure could be caused by two issues : the content of the policy it self and its implementation (Sutton, 1999) . The actors who are involved in the policy making process have differences in the conceptual framework. Policy-making process cannot be separated from the "narrative/ discourse". The debates are mostly the underlying factors that influenced the formulation of Government Regulation No. 38/2007. These cover the perspectives developed at the time, the ones that played the important roles in the policy-making process, the context, and the influence targeted by the policy change. This study aims to analyze narratives and discourses developed in the policy making process of decentralization of forest management, to analyze actors/networks involved and their interests, to find policy space to improve decentralization policies for better management of protected forest in the future.
II. METHODOLOGY A. Analysis Framework
The analytical framework used in this study refers to the policy making process as proposed by the Institute of Development Studies (IDS, 2006) and Sutton (1999) , which develops and elaborates a simple framework of three inter-related themes (Figure1). a. Conceptual framework Policy narrative is like a story. It has a beginning, middle and end sections, outlining a specific event which has gained status of conventional wisdom. A narrative is born through policy maker's network which develops its own paradigm, so it becomes very powerful (Sutton, 1999 (IDS, 2006; Sutton, 1999) described in the narrative development.
Policy narrative is different from discourse, which refers to a value and a broader way of thinking. A narrative can be part of a discourse if it describes a specific "story" line with the broader set of values and priorities of a discourse.
b. Actors/network
Networks, coalitions and alliance of actors are important in spreading and maintaining narratives. Networks are formed by the same vision, similar beliefs and code of ethics. They do public persuation through journals, conferences, education or informal ways. Negotiation and bargaining processes between groups with competing interests play an important role in policy making.
c. Interests and Politics
The policy process is influenced by several groups with different interests and each of them uses power and authority during the policymaking. Interests of actors in the policy making process come from government agencies, donor organizations and independent experts. (2010) tability (28.36%) and efficiency (31.34%). This is understandable because the Ministry of Home Affairs as the dominant actor try to use its influence indrafting the policy using the three policy narratives. However, there are several other criteria proposed by experts which receive small portions, namely subsidiary, catchment area, and connectivity with 4.48%, 5.97% and 5.97% respectively.
B. Data CollectionTechniques
The policy narrative of externality refers to the division of authority approach by considering impact/consequences that may appear when government affairs enter into force. If government affairs have caused local impact, the district level will have the authority. On the contrary, if goverment affairs have caused regional impacts, provincial government will take care of the affair. The central government has the authority for all affairs that have national impacts.
The level of authority is determined by the extent, magnitude and range of impact sarising from the implementation of government affairs. The broader externality is generated, the higher authority is required to handle such affairs. For example, according to Satija ( Criteria of accountably based on the proximity of the impact caused by the delivery of the affair. Criteria of the efficiency is determined based on comparison of the highest usefulness that can be obtained. Measure of the effectiveness and efficiency is determined by the amount of benefits perceived by community and the size of risks that must be faced (Suwandi, 2002; Satija, 2003) .
Criteria of catchment area require an accurate determination of boundary because it relates to area coverage in order to provide optimal public services. The criteria of catchment area are combined with efficiency criteria. Some experts mentioned that the economies of scale can be achieved through an optimum service coverage (catchment area). Criteria of subsidiary mean that implementation of the duties and authority is carried out by the lowest levels of government. Connectivity criteria means that implementation of authority is carried out by respecting the relationship between levels of government (Suwandi, 2002; Satija, 2003) . Narrative need to be criticized because it is believed to be as a blue print maker, in which all solutions of problems that have been formulated at a particular time and with a scope that does not often fit with the current situation (Sutton, 1999) . Three dominant policy narratives are difficult to implement. Narrative policy of catchment areas and connectivity/interdependency/interconnection are also used as policy narrative, even though they are not the main narrative, but linked to support the dominant narrative. Narrative of catchment area is associated with the efficiency narrative, while the use of the three dominant narratives (externality, accountability and efficiency) is carried out by stressing harmonization among levels of government.
A narrative can be part of the discourse when describing a particular story that is consistent to broader values and priorities (Sutton, 1999) . The mission of democracy discourse is to develop democracy in implementing governance. There are several values that reflect democracy namely participation, equality, accountability, externalities. Economic discourse is associated with implementation of public services effectively, efficiently and economically (Suwandi, 2002; Zuhro, 2006) . The value that reflects economic discourse is efficiency. The coalition of democratic and economic discourse is constructed from policy narratives of externality, accountability and efficiency (Suwandi, 2002; YAPPIKA, 2006) . From the analysis, there are three discourses raised in the policy-making process for the division of authority among levels of government in Indonesia, namely: 1) democratic discourse with externality and accountability policy narratives, 2) economic discourse with efficiency policy narrative and 3) democratic and economic discourses with exter nality, accountability and efficiency policy narratives.
B. Actor/Network
Parson (2008), stated that policy process as a whole can be understood in the context of networks and policy communities. There are several actors involved in policy-making process (see Table 2 ). Table 2 
C. Interest
Policy-making process is influenced by various groups of interests by using power and authority (Sutton, 1999) . Each of the involved actors formed coalitions based on their missions and interests, as shown in Table 3 USAID through its Local Governance Support Program had activities to strengthen local governance in Indonesia. Ford Foundation supported by several communities were oriented toward reformation of village governance. GTZ played a role in increasing the country's capacity to implement decentralization and g ood governance. YAPPIKA (2006), stated that the influence of these NGO sto the policy-making process for division of authority among levels of government was not significant. Overview of the three discourses in the division of authority between levels of government is presented in Table 4 .
Story line of the democratic discourse is the policy narrative of externality and accountability, supported by Association Forum of Indonesian Local Government and decentralization experts. Story line of the economic discourse is a policy narrative of efficiency supported by business entity, APPSI and the World Bank. Coalitions of democratic and economic discourses use story line of externality, accountability and efficiency, supported by the Ministry of Home Affairs and House of Representative.
Discourse helps certain interest groups to be able to overcome the dominance of other interest groups, by defining issues, providing a framework of thinking, providing argument on selected alternatives, and impact of policy implementation (Sutton, 1999) . Ministry of Home Affairs and House of Representative combine both discourses to address the issue of decentralization.
Based on these three criteria, the Minister of Home Affairs issued a circular letter to each sector (eg. forestry, agriculture, mining, environment) to prepare a draft of division of authority. Decision on activities to be decentralized was decided by the respective ministries. Each ministry had a 4 meaning , which criteria should be prioritized. Protected forest management has been decentralized by the Ministry of Forestry to the District Government.
In practice it is very difficult to implement the use of the three criteria. Implementation of externality criteria is not simple because local governments have of ten lack of attention to the impact of their activities to other parties outside their jurisdiction. Criteria of efficiency and its implementation are always directed towards the scale of economy. These are therefore some of the issues that tend to be handed over to the higher government. Criteria of accountability tend to refer to the level of government closer to the community. Division of authority has not considered the local capability, which allows central and local governments to optimally run the authorities. The result of the study also shows that division of authority between centralprovincial-district governments in Indonesia and the strength of uniformity of central policy toward local governments, lead to conflict at local level. The policy did not consider diversity, 5 potency and readiness of the regions .
D. Policy Space
The concept of policy space is associated with the degree to which policy makers are limited by forces such as networking of dominant actors or narrative. If there is strong pressure to adopta particular strategy, the decision maker does not have a lot of space to consider more diverse options. Actor or a network that has powerful capacity (leverage) over the process can insist their preferences in the formation of policy options (IDS, 2006) . This happens in the policy-making 2 Table is Discourses of externality and interdependency should be more emphasized to change the current policies. In particular, the division of authority of natural resources that is interconnected among regions. For example, the management of protected forest that has impacts in several districts, should be at provincial level. There is an opportunity to consider both two discourses. However there are some problems arising such as the resistance of districts and the in efficiency of forest management. To cope with these problems, it is suggested to apply an asymmetrical decentralization strategy. In this strategy, decentralization of forest management could be adjusted to the characteristics of each region and socio-economic conditions of local communities.
Understanding the policy process through testing of knowledge/narrative, actor/networks and political/interest can help to identify the policy space. The articulation of alternative narratives is possible where there are weaknesses in the articulation of the dominant narratives. This condition requires the identification of space to join the network, or the listed key actors into alternative networks (IDS, 2006). Redefinition of externalities and interdependence criteria can be used as anarrative policy to improve the policy of division of authority among levels of government.
IV. CONCLUSION
There are three discourses in the policy-making process of decentralization of the management of protected forests, namely :1) democratic discourse (with central argument of externality and accountability, supported by the Association Forum of Indonesian Local Government and experts of decentralization); 2) economic discourse (with central argument of efficiency, supported by business entity, APPSI and the World Bank); and 3) democratic and economic discourse (the coalition of democratic and economic discourse constructed from externality, accountability and efficiency policy narrative, supported by House of Representative and the Ministry of Home Affairs).
To improve the policy on division of authority levels of government, it is suggested : 1) to redefine the criteria of externality and interdependence that can be used as new narrative in formulation of the next policy and 2) to communicate with dominant actors/network (Ministry of Home Affairs and the House of Representative) to influence policy change. Redefinition of externality means the higher level of government does not necessary take into account all aspects that have wide impacts, it is enough to regulate them. Communication should be carried out through discussion and dialogue in relation to next policy recommendation.
